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INTRODUCTION

Rural planning as a body of integrated concepts and validated interrelationships

is primitive indeed (Weller,,1967; Green, 1971). There is a most profound need for

consolidation of testedj(nowledge on the subject. Understanding and appreciation of formal

planning procedures as an approach and process 'for realizing opportunities and solving

problems is often a missing ingredient in local government. Local officials respon-

sible 'for regions containing large rural territories and populations do not always know how

to discover and use the knowledge available for-decision-making, nor how to link existing

knowledge to effective action in dealing with the multiplicity of issues with which they

are constantly confronted.

This paper begins from the assumption that a well designed system of planning

can help create a dialogue among. local officials, citizens and professional contri-

butors to rural planning, which can lead to more adequate resolution of crucial

public issues. The. Dutch and,British experience is used to evaluate a series of

"models",for. rural (i.e., non-metropolitan regions) planning and rural development

which attempt to account for a broad range of ecosystem variables). Models of action-

planning systems, planning methods, and implementation schemes are developed andr
discussed in the perspective of experience within 'these two countries, as a means

of putting to preliminary test the applicability and utility of the models. Both

countries have a much longer history of formal attempts to plan for rural people and

environment than the U.S.

Definitions and Dimensions

In its broadest sense planning can be defined as the process of:

1. Identifying the complex of factors which contribute to the creation,

change or development of a social or physical entity (i.e., a community, region,

business, nation);

2., Studying the interrelationships and interactions of the factors, in terms

of their relative or specific contributions to the realization of some final or

intermediate consequences;

3. Determining as precisely a5.possiblethe degree to which a specified unit

of change in any one factor contributes to change in one or more other factors;

lEcosystem as used here includes both human

.

and non-human elements and activity;
i.e., "a system made up of a community of animals, iilants and bacteria, and the
physical and chemical environment with'whith, it iv interrelated." Websters New
World Dictionary, Second Edition, New York; The World Publishing Co. 1970.
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4. Predicting how changes in any one factor ought to be made so that the

future society and eivironment will achieve an improvement in well-being without

deterioration or destruction of the life support system;

5. Actirg on these predictions to achieve .,a more optimum ecosystem (Glikson,'

1971).

Figure 'I develops the definition somewhat further in graphic form. This

conception assumes that one of the basic reasons for planning is an inadequate

connection between 'knowledge and action. Planning becomes the linking mechanism;

and the series of processes, which help to assure that basic and applicable

information will be directly tied to action processes, at appropriate points and'

time periods. Much existing knowledge is not directly translatable by the potential

users into forms perceived as relevant to action; planning activity can assist

with the translation process, and may also define gaps in knowledge which require

basic and/or applied research if problems are to.be solved or opportunities realized:

Figure II sugyests the potential relationships between planning, basic knowledge

sources, applied'research and development, policy and decision systems, user

systems, individuals and organizations responsible for promoting change (change agents),

and the various dimensions of government activity--such as coordinating knowledge

and action; monitoring the supply and use of knowledge, facilitating better systems

for knowledge use and evaluating the adequacy of each component in the macro-system

as well as the adequacy of the linkages.

Taken tr.gether these diagrams define some of the general functions of planning

and how the process relates.to other levels of organization within the larger
. q

society. The important point to be drawn from this brief discussion Ordefinitions

is that Oanning activity is quite obviously .a very practical and crucial enterprise

if problems and opportunities at the human or biolOgical or physical levels are to.

be creatively.and rationally resolved.

THE UTILITY OF RURAL PLANNING NODELS: DUTCH AND BRITISH ILLUSTRATIONS

Among the' industrial and non-communist countries, the Netherlands and the United

Kingdom are reputed to have the most highly developed systems for rural and regional

planning. Since tile United States is in many respects "underdeveloped" in attempts

to' conceptualize and implement rural planning schemes, I chose to spend several

months in these countries studying the. design, organization,-and implementationof
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land use and social planning systems.
2.

The conceptual and operational models

described here were developed as a partial result of these observations, although

neither country supports planning systems which overlap entirely with any of the

models as outlined. SuccesSful applications of some of the subsystems are clearly
,

underway; however,-little empirical research evaluating the schemes is available.

Hence, the observations in the following pages are largely based. on a series of

interviews .with planning officials and scholars; reviews of literature describing

the operation and results of rural planning were undertaken, but these, reports

ware generally couchedAmdescriptive terminology which did not allow for direct

testing of.model applicability.

The Dutch Experience

The.Dutch probably have been more energetic about implementing rural and

regional planning than any other nation, in large part (the Dutch, insist) because

they are the most densely poOulated'among industrialized countries,and have a long

tradition of pragmatism and inventivelOss in dealing with technical and social

problems. The Dutch operate within a system very much like that outlined in

Figure 1. Over the past half centUrY'a series.of highly professional research

institutes and university research centers have evolved; these institutions tend

to be problem oriented and attempt to understand and. develop practical resolu

tions for the principal issbes'that arise. The emphasis in most, of Dutch planning

.,has been on "physical" design, as particularly exemplified in development of the

-Polders (lands reclaimedfromthe sea), 'and in rural reconstruction projects

which are reallocating and reorganiiing'agriculture in acre than half of the

rural regions of the country (Locht,1971; Constandse, 1972;Wyers, 1970).

A highly formalized system of land use planning exists for every munici-

pality and rural area of the country, and coordinating mechanisms, operate at

regional and national levels. Although the systems for social and economic planning

are less formalized-at the local level, the national government organizes, directs

and implements one of the most complete social planning programs of any nation,

2Land Use Planning as used here includes a broad range-. of factors impinging on
land: physical, biological, cultural, historical, legal, political, economic, land-
scape and physical structure design, and structures implanted on land: Social
planning is specifically concerned with the forethought and action directed toward
the improvement or optimization of human well-being, including land use considerations.



literally encompassing human activity from cradle to grave. The incidence of

social pathology is lower in the Netherlands than in any other industrialized

country, (Hofstee, 1972). The precise details of how and'why this prevails has

not, been Well documented, but the credit is usually given to a combination of

tightly knit family structure, All organized and efficient communities, and a

national commitment to planning for and providing the resources to assure that

no individual suffers from the deprivations of poverty, disease, or other evidences

of social inadequacy.

The macro - system of planning linkages as illustrated in Figure 2 appears to

function extremely well in the physical planning arena, but in less systematic

and.formalized (although apparently effective) fashion at other levels. Because

the Netherlands is compact, it is somewhat less difficult to monitor and manage

the entire system from the national level, as compared to the United States or

even the United Kingdom. Yet the fact that the Dutch are able to achieve'a high

level of,suecess in'macro-planning suggests that other nations, or regions

within nations, might learn from the dutch approach.

The Elements Of Rural Planning and Contributing Sciences or Skills

If an ecosystem's approach to rural planning is to be implemented,it is impor-

tant to define the lajor dimensions of knoWledge which must be a part of the input

or information content-On which planning is based. These major input factors, key

processesandoutput goals are tentativgly.outlined in Figure 3.

,The. factors:and processes diagrammed in Figure 3 are expanded in Table 1

to indicate the more specific-subjects for stilly and the kinds of skills Or disci-

plines required to adeqqately deal with each fbcfor and process. At this level

the system becomes sufficiently complex to suggest that public.planning must involve

most of the Knocoled9tAiMensfons and disciplines of the-typical university, and

can apply directly or indirectly to most .9overnment. This must be true in'fact if

planning is to be reasonably comprehensive and if it is to serve aS the kind of

adMic,qd .tool WO adequate government requires in the present age.

This does mit necessarily idtply that "planners' become:the central figures in

the design and preparatiOn for the future; rather, the group of professionals

responsible for planning become hishly skilled intermediaries or linking channels

between :universities; research institutes and government, with responsibility for
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a,comprehensive and interdisciplinary 'Orspective. This requires knowledge and

skills which enable them to achieve an overview of the entire system,. and requires
,

understanding of, the interrelationships which hdither specialized scientists nor most

government, officials are now.able to fully comprehend.

Among the maJE'r input categories described'in Figure 3, much credit is given

to Cultural7Historical.factors for the Dutch inclination to plan: for the: future.

thoroughly and in detaiq. 'Because that'histnry his consisted of a long series

of.pajor.projettS'to provide more space ancramenitylor-an expanding population,

contained:in.veryAimtted'Aihifeal'terAtoryWith meager. natural resources, the.-

need: for detailethplantfing'halcing been recognized and accepted: by the PP4lation!

and%the7jeadership.

The Dutch are noted for' their skills in each of the areas of:iinput listed,in,,

Figure-,3,-and.thus.3have a sound` basis on which to make planning.operate

fully. .:Likewtse, they are noted for 'having achieved ,a high degree lof,fsVccessiliv,

the listed,goal-outputaTthoUgh-they must rely on international trade to acquire:.

a major1proportioh of their -production and Consumption inputs...

-However,-it Is less' Clear th'd the Dutch planning ,system has,A0ieved a

high degree of success in the fOrm,41 interrelating of scientific,knowledge,

fields, or'dimensjons of'pl'anhihg'input. Within research institutes and.uhiversity
1a1 -

disciplines' knowledge tends. lo be highly differentjated,.with little formal

opportunity for interpersonal'interaction, and little emphasismon..quantitatively

interrelating CulfUal-hiAofCal, toCial,.economic, physical, biological,.and

legal-political variables. Knowledge fields tend to beAntegrated only.at.the
,

governmental 'pOlicy level , but goiernment officials appear, to have the kind of

interdisciplinary perspective and experience which enables. them for work success-

fully in.p1V)ning teams." Recent efforts'at integration of .knowledge to,achieve
a comprehensive and.integratal rural planning perspective have-,been impressive.,

(Bijkerk et al., 1971):

Implementation and Action

The very complexity and obvious cost of planning content.and process as-

defined here would appear to make public understanding an0 support alrequirement,

if such:a rural planning approach is 'to suCceed. The record of success in the

institution of comprehensive rural (or urban) planning is not encouraging in most
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countries (Green, 1971). Any effort to implant such a system full-born would in

all probability face major obstacles. It may be assumed therefore that the design

and development of a reasonably complete rural land use and social planning system

must start with the premise that a sustained educational and involvement strategy

should accompany any effort to build such a system.

Active participation would seem to be best instituted through a systematically

designed leadership and citizen involvement effort which becomes the basic mode

of operation for the planning system. A sequential model for such involvement is

presented in Table 2. The participation model as outlined is comparable in many

respects to social action processes widely used in cooperative extension programs

in the U.S. and requires a high level of interpersonal, small group, organizational,

and general leadership' skill among the action team if it is to be sustained. Formal

preparation in such skills has not usually been a part of training for land use

planners, but has often been considered the particular skill of community develop-

ment professionals. It is in this arena where the applied behavioral sciences

may have knowledge and experience to offer. The application of concepts and

approaches of laboratory training, behavior modification, organizational develop-

ment and other such behavioral approaches can provide much of the key input to

initiate and sustain an effective And democratic participation scheme. However,

this may also +12 dimension of planning process where further basic and applied

research is most crw:ial, since application of the system is of little ultimate

use unless those affec ed by its results can understand and support the consequences

(Friedmann, 1969).

The planning process and participation model (Table 2) is essentially similar

to the Dutch system for physical planning. However, the professional planners and

local authorities are sufficiently forceful and authoritarian that citizens often

have a difficult time in altering plans once they are presented for public scrutiny.

Nevertheless, the determined protagonist has avai'able to him a formal process

through which alterations can be pursued in a legally required review by higher

authorities. The rights of the individual to participate and offer an input to

physical planning is carefully protected (Strong, 1972).

However, this is not as clearly true for social planning. In these instances

the process of citizen participation is primarily through elected representatives
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A PLANNING FROCESS AND PARTICIPATION MODEL

Planning Authorities The Public

13

Elected
Representatives
In Local
Government
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Organized
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Inactive bi

affected
citizens
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Discussion and debate about plannit
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Review and response

Provision of information, responre to
surveys,

Collection of data relating to
the relevant issues, through <
existing reports, surveys,
census findings, etc.

recommendations about needed input

Analysis of data and information Discussion, comment, interpretations,
and meetings( ) group public

Publish Study reports, with planning Review, discussion, comment, criticici
objectives ---> Media reports and interpretations,

Public meetings.

_..,'/

Review and response k!"

Prepare alternative proposals for Review, discussion, comment, criticim
realization of planning goals Statements of preferences

.0.

Review and response
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)procedures for implementation

Review and response

Revise and publish a formal Filing of formal objectives for revie'
set of plans ) by higher level authorities

../..
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for changeplans )
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to the national parliament--which in a small country appears to be a reasonably

effective, if occasionally perplexing mechanism.3

Organization for Planning

The variety of disciplines required for the complete planning system suggested

in Table I implies a very large "team" of specialists. Obviously it would be most

difficult to maintain such a team for continuous planning programs. A more appro-

priate form of organization might be based on the "temporary" systems concept

explored by Bennis, in which teams are formed for the achievement of specific

tasks and then dispersed when the task is completed (Bennis, 1969 and 1970). Only

a small group of individuals with a broad interdisciplinary training in the major

concepts, content and organization for planning would be employed full-time, with

direct responsibility to local or regional government authorities. Resources

for completion of the specialized tasks would be allocated to temporarily employed

individuals or teams of consultants.

A design for such an organization is outlined in Figure 4. The system would

draw upon the specialized skills of university faculty, private consultants,

research institutes, government agencies, and wherever else the skills might be

located. Although such an approach would obviously require increased flexibility

of professional personnel policies in both public and private institutions, it would

at the same time provide an opportunity for specialists to engage in activities

within the public arena in a manner that should be quite healthy for both the

individuals and their home institutions; it would involve them directly in attempting

to integrate their central disciplinary variables with other disciplines, and might

stretch them into a larger appreciation of the relationship between the-i-r- field of

knowledge and some of the key issues facing contemporary rural (and urban) society

and ecosystems.

In fact, this kind of system is already in operation to a significant degree,

but has been neither legitimized nor fully developed as a contemporary approach to

planning. The reward structures within public and private institutions, and the

attitudes of the public and administrators, are often antagonistic to the effective

3
More than 20 political parties participated in the most recent election, and

14 of these won seats in the national congress. It took several months to form a
coalition government.



Figure 4

A TEMPORARY SYSTEMS APPROACH TO PLANNING ORGANIZATION
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opei.ation of such a system. Yet these institutions control a vast proportion of

the highly skilled professional personnel which, -me might assume,', should be

directed to resolving the future oriented social, economic, biological, physical,

and other issues that face rural populations and territories.

The Dutch organization for planning tends to have each of the systems noted in

Figure 4, but on a permanent basis. The only evidence of "temporary systeMs" is

in the use of consultants for physical planning, and advisory groups from univer-

sities and research institutes for other planning components. A large and some-

times fruitraiing bureaucracy has grown to fulfill each of the organizational
, .

components, some of which may in part duplicate each other.

In summary, the models as developed seem to fit the Dutch system of planning

reasonably well, except for the apparent failure to fully integrate land use

planning. with social planning. Knowledge from the behavioral' sciences does not

appear to hive been as fully applied as other 'fields, particularly with respect

to issues of organilational design and citizen participation. The Dutch system

tends to operate on an authoritarian 6rganizational model, although the right

of highly determined individuals to protest is legally protected.

The British Experience

The United Kingdom may have the most highly effective system of land use and

social planning of any non-communist nation (Wibberly, 1973). However, it does

not appear as pervasive nor as authoritariin'as the Dutch system, because it

provides for more persistent citizen participation and has achieved widespread

response from the public in exercising the responsibility. The British system

has developed through a long series of Parliamentary acts defining planning

organization and requirements (Sturge, 1969). Planning authorities are given

broad responsibilities to deal with each of the input categories and systems

in Figure 3, but in contrast to the Netherlands,b there is a strong requirement

to integrate the various dimensions of planning at the county level (counties

in the United Kingdom correspond roughly to regions in the Netherlands and to

states within the United States, although with sharp differences in size and

relationship to the federal level).

The United Kingdom is currently implementing a rather thorough reorganization

of local government, which attempts to integrate planning (both rural and urban)
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in a much mre systematic fashion than has heretofore been required (Local Govern-
.

meat Reorganization Act; see reference list). any local government authorities

}me received substantial training in land use and social planning, and thus have

a highly developed appreciation of its role in local government (Lassey, 1973).
4

Although the Dutch take the biological factors into account in the planning

21-ccess, the Britich arc much mere openly conscious of ecosystem considerations

and are clearly attempting to institute the models outlined in Figures 1, 2, and 3,

albeit with varying degrees of success in rural territories (Green, 1971; Weller,

1967i Wibberly, 1973). The British are not as prepared to accept the kind of

uniformity and order that is characteristic of Dutch country-side and social order;

there is a very strong effort to create and preserve areas of outstanding natural

beauty (including structures) which further enhance the historic attractiveness

of the country-side while maintaining ecosystem balance.

As in the Netherlands there is a considerable pool of most skills and knowledge

dimensions outlined in Figure 3 and Table 1, with the notable exception of behavioral

sciences as they apply to planning issues. British sociologists are heavily

oricitted to,historical social theory, particularly as it relates to urban society,

and there is a severe scarcity of either sociologists or psychologists with rural

concerns. Hence, the schools which purport to educate land use and social planners

tend to lack scientifically based behavioral science content and ignore much of the

potentially relevant social theory particularly as it applies to the implementation

of comprehensive rural planning.

As a consequence, the completeness of rural planning systems throughout the

United.Kingdom is mixed indeed--with wide variation between counties and within

counties. The contrast with the Netherlands in this respect is striking. The

Dutch landscape tends to be much neater but also more uniform, and the application

of existing rural land use and social planning rules is more uniformly imposed.
. .

This may arise in part from the more authoritarian tradition in the Netherlands,

and in part from cultural-geographieal-histOrical factors which distinguish the

two countries. But the contrast may also arise from differences in the imple-

mentation strategies and action processes. The British education system, and

general historical process, has placed strong emphasis on individual freedom of

4
This conclusion is not fully documented, but is based on reading of the

literature on local government and planning., as well as interviews with local
government officials.'
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growth and choice, at least for those individuals who demonstrate high intellect

and who achieve the upper streams in educational process. There is a pronounced

spirit of independence and individuality, particularly within the privileged.

stratum of society.

One consequence is a high level of conflict between farmers or land owners

and the professional planners, with resolution of issues reqUiring a long process

for achieving agreement among 4ecision-makers on rural land use planning

priorities. Because the planning process has in the past been slow and often

cumbersome, with little public involvement, a recent report proposed a systematic

process for public participation in planning (People and Planning; see the

Reference list), whici. attempts to apply a kind of "social action" model essen-

tially similar to Table 2. Formal evaluation reports on application of the

model to rural land use and social planning efforts are not yet available;

however, informal reports suggest a high degree of participation and significant

citizen influence on planning decisions when the model is used (Lassey, 1973).

The British organization for planning tends to correspond to the design in

Figure 4, but again only partially incorporates the notion of temporary systems.

any British academicians are associated with consulting firms which contract

for components of planning process, but relatively few faculty work as consult-

ants on an individual basis, with behavioral scientists most notably absent.

Further Comment

The utility of the conceptual and organizational models developed in earlier

pages of this presentation are under scrutiny in substate regions within the

U.S. (Lassey and Williams, 1973, in process). Since the models seem to fit the

approach and experience of two countries with relatively well-developed systems

of rural planning, they should have some transfer potential.

A major gap in both the Wetherlands and the United Kingdom appears to be

inadequate attention to behavioral science knowledge as it applies to the design,

organization and implementation of rural planning systems. However, the Dutch

have involved behavioral scientists to a greater degree than the British, and

seem (on the basis of limited observations) to have achieved somewhat greater

success at the organizational and implementation levels. British social geo-

graphers have in many instances assumed the role of behavioral scientist in the
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absence of sociologists or other behavioral disciplines, and have usefully

applied social research methods in planning efforts.

If rural planning in the U.S. is to benefit from the experience of these

two countries, it may help to understand clearly the models used and how they

seem to have functioned in achieving the established goals. If we want to

be more helpful and effective 4n.applying this critical area of knowledge to

planning it behooves us to get on with the research, education and involvement

which will make our knowledge more clearly relevant and applicable.
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